Detailed fieldwork in São Paulo, Brazil, shows that the conventional understanding of civil society and citizen participation is flawed in two major ways. The dominant focus on the participation of individual citizens is misplaced, as it is civil organizations representing different sectors of the poor that participate in substantial n umbers in participatory institutions. The civil society approach in international development suggests that the most effective voice of the poor in policy making comes from civil society organizations (CSOs) that are independent of political parties and state agencies. Across different participatory institutions in São Paulo, however, the most active representatives of the poor are those well connected to conventional political actors -political parties and state agencies. This connection between civil and political actors suggests the need for a 'polity-centered' approach to understanding issues of participation and representation.
Introduction
The conventional understand ing of citizen participation in formal or quasi-formal processes of public policy making is flawed, empirically and conceptually, in two major ways. First, there is a dominant focus on the participation of individual citizens 2 .
In this paper we demonstrate, in relation to São Paulo in particular, that this focus is in many ways misplaced. Civil organizations, representing different sectors of the poor, participate in substantial numbers in formal participatory institutions and are likely to have substantial influence within such institutions. Second, the civil society approach dominant in research and policy on participation obscures the close connection between direct and representative forms of democracy. 3 In particular, detailed fieldwork in São Paulo shows that the organizations that are most likely to represent the poor in participatory institutions are those well connected to the actors of classic representative democracy -political parties and state agencies. Contrary to the conventional wisdom, these civil organizations are not coopted, but instead are more likely than their poorly connected counterparts to organize public demonstrations and to make demands on government through multiple channels.
In this paper, we present the evidence on these points and locate them more broadly in the current debate on civil society, participatory institutions, and their intersection. This debate has heavily influenced by a first wave of studies that used forms of comparative anecdotalism to make generalizations -that is, findings from individual case studies of actors or participatory institutions are pooled together into broad explanations. 4 This paper is part of a second wave of studies that builds on the insights of the first but uses more systematic forms of comparative analysis to draw generalizable conclusions. In particular, the paper uses comparisons across different types of civil organizations and formal participatory institutions -the city's participatory budget, sectoral policy councils, and lesser known participatory institutions -to identify who represents the poor within processes of public policy making. The analysis uses data from a survey of civil organizations that work with or for lower income groups in the city of São Paulo (population of 10 million, within municipal our findings. 5 There is no discernable unifying logic (cooperative, deliberative, or other) among the complex universe of organizations in our survey and it is the nexus between civil and political society that is the most important for understanding participation. To understand the dynamics of participation, including why ties to political actors and institutional design shape participation, requires that we rethink the boundaries between direct and representative forms of democracy, a move made possible within a polity-centered approach (Houtzager 2003) .
In a polity approach participatory institutions are understood as political products, negotiated in an iterative process between state and societal actors. It suggests that negotiated institutional design features will favor some actors over others. 6 Using a polity approach, we suggest that civil organizations with ties to political parties and government agencies participate at higher rates because they have (a) a greater chance to influence the design of participatory institutions and engineer their access and, at a subsequent stage, (b) greater facility in obtaining policy-related and political information, legal and technical expertise. In making this argument we avoid the heavy normative load and analytic assumptions associated with the concept civil society by using the more normatively and theoretically neutral civil organizations.
The last lesson is policy-oriented. (vii) When organizatio ns that represent the poor participate in the design of participatory spaces, they have a one-off opportunity to engineer their institutional access and thus facilitate their future representation of low-income groups.
The survey on which this paper is based was undertaken in a single city and it would be foolhardy to claim that its findings are generalizable across national contexts. We do believe, however, that the study's comparative strategy -between organizations that participate forthcoming, and Wampler 2004b. 5 This logic is one of "cooperation for mutual gain" (Putnam 1993) , or of public reasoning that produces moral consensus and concrete solutions (Cohen and Arato 1992; Cohen 1998). 6 This focus on the 'polity' builds on the insights of historical institutionalists such as Evans (1995 Evans ( , 1996 , Skocpol (1992 Skocpol ( , 1999 , and Tilly (1984 Tilly ( , 1997 .
and those that do not, different types of organizations, and different types of participatory institutions -has produced strong enough findings to raise basic questions about the civil society approach that shapes much conceptual and empirical work on civil society and participation.
Institutions and Actors in São Paulo
The city of São Paulo is a veritable laboratory of citizen participation. It contains a wide array of participatory institutional arrangements, a diverse set of political and societal actors who can participate, and a variety of moments in the policy process during which participation is possible. Decentralization reforms initiated in Brazil with the postauthoritarian Constitution of 1988 have sought to enhance both the responsiveness and efficiency of the state by, among other measures, increasing opportunities -beyond the electoral cycle and legislative bodies -for citizen voice in policy making and for holding government accountable. In addition to shifting a larger share of tax revenue to state and municipal governments, along with greater decision making authority, the novelty of the new participatory institutions in Brazil is that they bring citizens directly into executive branch policy making, in such policy areas as health, education, housing or more broadly in municipal budgeting. We are thus not talking about participation in the elected local territorial governments that one finds in much of the world, and that have been the centerpiece of most recent devolution reforms in Africa, South Asia, and elsewhere.
For the sake of the analysis undertaken here we grouped São Paulo's participatory institutions into three categories: the Participatory budget, sectoral Policy councils, and Any Participatory Fora. The last category includes a host of less common participatory councils, committees, and programs, as well as the participatory budget and policy councils. The advantage of including the latter two in Any Participatory Fora is a large sample size with which to work and the ability analyze a diverse grouping of participatory spaces that are rarely studied.
Participation in these three groups of institutions occurs in a variety of ways. The new participatory institutions were intentionally designed to include civil organizations, and in some cases individual citizens, in the different moments of public decision making and action -in the design of policy and regulation, in supervising or monitoring implementation, and even in the implementation of policy or management of programs. It is not necessary, for our analytic purposes, however, to distinguish between the different forms of participation.
The important analytic point is that participation occurs in institutionally defined mechanisms and moments. Neither is it necessary for us to take into account the frequency or intensity of participation. It possible to affirm, however, that the vast majority of the actors which participate in one or more institution, stated that, to them, participation was either "very important" or "indispensable."
The Participatory Budget (PB) is the best known experiment in the democratization of Cycle. The Thematic Cycle starts with assemblies in nine regions of the city. After the Secretariats of the municipal administration present their programs to participants, the assembly defines the priorities for the next year and elects delegates to policy-area plenaries.
These plenaries set spending priorities and elect councilors to the Coordination Council of the PB, which oversees the administration's implementation of the decisions made during the budgeting process and negotiates changes proposed by public officials.
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The Territorial Cycle follows a similar process but with a few notable differences when it comes to the breath of citizen participation and the types of demands participants are allowed to make. Preparatory assemblies occur in 270 small territorial divisions that cover the entire city, and the deliberative assemblies are organized according to the city's 96 administrative districts. Residents and delegates present and debate proposals for public works and services for their regions in the areas of education and health, and in a third area that is decided by the assemblies themselves.
Larger cities in Brazil have a truly baroque structure of participatory councils. The councils can, however, be classified as policy councils, program councils, issue-area councils, and councils for specific public infrastructure or autarkies. 9 Policy councils most closely fit 7 Abers 1998; Avritzer 2002 and Baiocchi 2001 and 2003a; Santos 1998 and 2002. 8 Among the 92 councilors of CONOP in 2003, only 14 represent the municipal administration. The council also has seats for eight associations that work with special segments of the population, such as women, afroBrazilians, the homeless, the disabled, children and adolescents, gay and lesbians, and Indians, as well as four representatives appointed by the respective Municipal deliberative councils. 9 This typology is a modified version of Tatagiba 2002. the widely held image of deliberative participatory spaces and make up our variable Policy councils. The other types of councils are included in the va riable Any Participatory Fora.
The policy councils are mandated by the federal Constitution of 1988 and have specific implementing legislation. They are organized in a federated structure that parallels that of the government, in policies areas that the Constitution itself defines as high priorityhealth, education, rights of the child and adolescent, and social services. They are, therefore, institutions whose creation and areas of competence, in addition to the forms of civil society participation, are legally mandated and guaranteed. The councils have tripartite representation to civil organizations, public authorities, and professional associations involved in the relevant policy area. The number of seats each sector receives varies however, as it is determined by specific enacting legislation or by the Council's internal statutes.
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Any Participatory Fora contains not just the less prominent types of councils but also a mix of other institutionalized forms of citizen participation that link socie tal and state actors to facilitate consultation, regulation, or the design or implementation of public policy. These include working groups, committees, commissions, and so forth. For reasons given above, the variable also includes Participatory budget and Policy councils.
Civil Organizations
The universe of civil organizations in São Paulo bears little resemblance to the portrait found in the literatures on civil society or on citizen participation. It is extremely heterogeneous, defying the presumptive analytic unity suggested by the CSO label.
Furthermore, a substantial majority are not membership-based. Organizations' relations to their beneficiaries or constituencies range from members who are individuals to members that are other organizations, from target populations to imagined communities that are either territorially defined (such as the neighborhood) or defined in terms of other identities (such as the homeless). Although few have members, half of the organizations stated that beneficiaries "almost always" participated in the planning of its activities, and a bit over half in the execution of activities. Ties to political parties are not uncommon: approximately 15 percent of the total sample supported political candidates during elections, while the share of neighborhood associations who did so is far higher at 33 percent. There is of course also tremendous variation in how organizations work, the issue areas they cover (and whether they are single or multi-issue organizations), the relations they have to other civil organizations, or to parties or the state.
We constructed a typology of organizations in order to explore the differential capacities for action, such as participation, in this diverse universe. The typology is built using two analytic criteria: the type of activities organizations undertake (such as service delivery to individuals, representation of groups or organizations vis-à-vis the state, defining problems as public issues and influence policy debates, etc.) and the natur e of their relation to their stated members/beneficiaries (membership or individuals or of other organizations, the community, target population, or other). It is not, therefore, derived inductively from the data.
11 The typology has five categories, summarized in Table 1 . The distribution of each type is not representative of their share in the universe of societal actors. The size and nature of this universe is not knowable given the state of the existing data and depends on the definitional boundaries one draws. The sampling technique produces a purposeful overrepresentation of Coordinators (which are relatively scarce) and under-representation of local Associations (which are numerous).
Insert Table 1 here
Associations encompass a variety of local and territorially-based actors who have either members or who work on behalf of a territorially defined 'imagined community.'
Unlike in some of the richest democracies, and the United States in particular, the number of organizations that have formal membership is small. Instead, a large number of neighborhood associations in the sample define themselves as working for 'the community.'
The category also includes local movement of the homeless such as the Downtown Housing Movement, which works with an imaginary community that is defined by an attribute that is lacking -housing. Finally, the category includes community associations of various types.
In the absence of formal membership, the indicator that we take here of the kind of relation these organizations have to their 'community,' as they define it, is whether or not community members participate in the planning and executing of the organizations' activities. They do participate, and at a higher rate than for the general sample: 60 percent of Associations stated community members participate 'almost always' in planning of activities and 52 percent stated they did so in the execution. Organizations can, however, be expected to overstate the true extent of participation, because in the contemporary context such participation is an important basis of legitimacy for organizations. covers the types of federated national organizations discussed by Skocpol (1992 and 1999) Advocacy NGOs claimed that members of its target population 'almost always' participated in its planning activities and 66 percent in execution of activities. This is far closer to the percentages for Associations than one might expect.
The primary mission of Service non-profits is service provision to the public. Service provision can be undertaken as charity or as part of an empowerment strategy but the ir beneficiaries are individual clients. Service non-profits include actors who provide professional training or employment counseling, medical care, and shelter for battered women. Many in São Paulo have a religious basis and deliver services on behalf of the state to specific client populations. Some service non-profits do make demands on government and participate in collective action, but it is not a core activity. Although the share of service fn.16, 30 12 We were forced into this specification when we found that over 40 percent of our sample identified itself as NGOs, despite differing markedly in terms of activities, organizational structures, relations to members/beneficiaries, and so forth. Many actors appear to use the label NGO for the purposes of public selfrepresentation.
non-profits that stated that their clients participated 'almost always' in planning activities is lower than for Associations, as one might expect, it is again surprisingly high at 40%. For execution of activities this drops to 31 percent.
The category Other includes a broad range of types of actors which have only a small representation in the sample. These include philanthropic foundations, pastoral organizations of the Catholic Church, and such classic civil society actors as the Lions and Rotary clubs.
Combined they make up 11 percent of the sample but individually each type is statistically insignificant.
Survey and Statistical Methods
Two features distinguish this paper from the first wave empirical work on civil society, participatory institutions and their intersection. First, its comparative strategy makes possible testing a series of hypotheses about which constellations of factors affect participation -our universe includes both organizations that participate and those that do not, different types of organizations, and different forms of participatory institutions. Initial studies in low and middle-income countries are detailed case studies that examine particular civil society actors or participatory experiences. On the one hand these studies provide a wealth of information and insights, but, on the other hand they select on the dependent variable. Although this has a variety of virtues, it inevitably introduces a strong bias into analysis, and it is impossible to know to what extent their findings can be generalized. In order to draw broad ge neralizations authors have engaged in forms of comparative anecdotalism -that is, studies herded idiosyncratic cases from different contexts together into a single explanation. 13 These cases, however, are rarely comparable because they are either not instances of the same things or occur in markedly dissimilar socio-political contexts.
13 See references in endnote 2.
Second, the survey of São Paulo civil organizations was designed to meet the challenges posed by the diverse and disperse universe of actors difficult to identify a priori.
14 The sample was drawn using a snowball technique, which relies on 'chain referrals' to build up a sample that is purposefully targeted, and hence not random. 15 The interviews that start in snowball samples have a particularly big impact on the composition of the sample and can produce unwanted selection bias. We therefore diversified our starting points as much as possible: the snowball had 20 different starting points, distributed across four different lowerincome regions of the city.
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The statistical techniques used in the paper are appropriate for dichotomous variables -univariate relative risk ratios and multivariate logistic regressions. The three dependent variables -Participatory budget, Policy councils, or Any Participatory Fora -are dichotomous. We first used univariate relative risk ratios to identify a number of factors that increase actors' propensity to participate in the three types of participatory institutional arrangements. Then, we identified which of these factors have the greatest influence on the propensity to participate, when all the significant factors are controlled for. To do so we created a number of statistical models using multivariate logistic regressions. We obtained three different models that are applicable and are valid for the three types of participatory institutions. Finally, we examined the goodness of fit and the possibility of sample selection bias in the data.
14 In São Paulo, as in most cities, there is no reliable listing of associational life from which a random (or weighted) sample could be drawn. Such a listing would also entail accepting a prior definition of what is associational life or civil society, which we wanted to avoid. 15 Constructing a universe from the rosters of the participatory institutions had its own problems, not the least of which is losing the ability to compare actors who participate with those who are active but do not participate. At the extreme, using lists of entities participating in councils, under these conditions, makes an inference blind to the universe of excluded associations. On snowball sampling, see Atkinson and Flint (n/a), Goodman 1961; Sudman and Kalton 1986. 16 In each region we began mini-snowballs by interviewing a local organization recommended as very active in working with the community by (1) a local representatives of the Catholic Church; (2) a representative of an evangelical church; and (3) a local government representatives. A fourth organization was selected from a list of neighborhood association drawn from the Cadastro Geral de Empresas do IBGE (General Registry of Companies). The latter is by far the most complete list of civil organizations, but organizations that do not have tax registration are excluded. In cases where an organization provided few referrals we added a fifth interview from the same source who had indicated that organization.
Tests for biasness confirm that the sample does not suffer from unwanted bias that can arise in simpler snowball sampling strategies. Our findings, for example, show strong effects of PT-ties and government contracts on actors' participation in all three types of institutional arrangements. It is possible that actors with PT-ties only had relations with actors who also had such ties. Once a snowball enters such a network of actors it can be difficult to escape.
The same applies for actors with government contracts. We therefore checked for these two potential sources of bias, however, and found no indications of such bias. 17 We are confident that, using the modified snowball technique, our sample is representative of civil organizations that work with lower income groups and are more active.
Findings: Who Participates?
The core dynamics of civil society participation in São Paulo offer important confirmation that the new participatory institutions create opportunities for organizations who work with lower income groups to acquire a voice in public policy. All three types of institutions provide opportunities for such actors. Their participation is high, particularly when one takes into account that these institutional arrangements are relatively recent creations: 33 percent of the 229 actors interviewed took part in the Participatory budget, 34 in the Policy councils, and 59 percent participated Any Participatory Fora. Moreover, they do so irrespective of their "wealth" (Budget size). Rich and poor civil organizations in our sample, which range from annual budgets of $0 to well over $3 million, are as likely to participate in all three institutional arrangements. Simple logistic regressions show that 17 Using the model with the highest explanatory power we find that while nearly 58% of our sample of actors participates, our model predicts that 50% of our sample would participate even if these actors had no ties to PT and 46% would participate even if they had no contractual obligations, although proportions are higher for either of these types of organizations. A second possible source of over-sampling of actors with PT ties or contracts is if these actors have extremely high participation rates. In that case, naming any actor with ties to the PT or government contract would influence participation positively. In fact, only 16% of actors with ties to the PT do not participate in the government space, while 25% of the contract holders do not actors' budget size, in the sample of collective actors who work with lower-middle class, working class, and the poor, does not affect participation.
The principal hypothesis we wanted to explore was whether actors with ties to traditional political actors such as parties, unions, and the state were more likely to participate than actors without such ties. We were also interested in finding out (i) whether the different actors authorized in the literature as authentic civil society -NGOs or local associations -are more likely to participate than other actors and (ii) whether our typology captured basic distinctions between actors that might influence participation. Finally, to test whether institutional design of participatory spaces matter -that is, the rules that define the composition, mandate, and internal procedures -we created a different model for each institutional arrangement.
The basic structural model therefore centers on the relationship of actors to political parties and the state and included Advocacy NGO, Coordinator, Association, and Other.
18 Table 2 presents the models for each of the three dependent variables. Advocacy NGO, Coordinator, Association, and Other are mutually exclusive and exhaustive of types of actors.
Service Non-Profit is the reference category and therefore left out of all three regressions.
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Ties to the PT and Contractual relations with the state are no t mutually exclusive and act as controls for each other as well as other variables. We also used relative risk ratios to identity whether a wide range of other factors might alter the propensity to participate in any of the institutional settings, such as the period during which organizations were created, the issue 18 The dataset has two indicators for ties/autonomy to political parties: whether the actor declares that it has (i) formal or informal ties to political parties or to the Workers' Party in particular, and (ii) supported a political candidate in recent elections. Because ties to parties and to the Worker's Party co-varied significantly we used Tie PT to obtain a more precise result. Support for candidates was not significant in the risk ratios and was dropped. For ties to political parties, religious organizations and unions we used interviewees' declaration of whether such ties existed or not. For ties to government we used a question that asked specifically whether the organization had a contract to deliver services with the government. The dataset had a number of other variables that measured institutional ties to the state, including the share of an actors' budget that came from public funding, but Contract consistently gave the strongest results. 19 Inclusion of Service Non-Profit would make the model completely multicolinear -that is, there would be no variation amongst the categories of types and they would always add up to 1. The interpretation of the results, however, does not depend on which category is used as the reference.
area on which they work, whether they had ties to other civil organizations, what kinds of actors helped create the organization, and so forth. The factors that proved significant were then added to the multivariate logistic regressions.
Insert Table 2 here.
Of the three models in Table 2 The same test showed that the model for participation in the budget could not be rejected at the 60% level. Thus, our results are particularly strong for participation in the budget.
Participation in councils could not be rejected at the 13% level. Although our results are weak for participation in the councils, we are confident that these models provide interesting explanations for determining factors in all of the three participatory institutions. 20 The significance level and trends are more important than the values.
Ties to the Worker's Party or to the government via contracts to deliver services, along with being a coordinators or associations, are the best predictors of participation in all three types of participatory spaces. 21 The size of the government's contribution to an actor's 20 Although the meanings assigned to both odds ratios and relative risk ratios are essentially the same, the formulae differ. The qualitative results are not likely to differ. 21 It is possible that actors with PT ties and government contracts participate at high rates for some reasons other than the fact they have these two characteristics. We believe that there are no strong statistical instruments which we could use to test for this kind of latent variable problem in this dataset. However, only the 20 starting points were selected to be from the most active segment of civil organizations. Whether the actors these initial interviewees stated having relations with, and which where subsequently interviewed, belong to the most active segment we do not know. There are studies that suggest that relations to organised labour and sectors of the Catholic Church could influence participation of civil organizations. 22 Although a substantial share of actors did have relations with labor unions or sectors of the Catholic Church, both close to 40 percent of the sample, there is no statistical effect of these relations on the propensity to participate in any of the three types of institutional arrangements.
The three models show that different types of organizations have significantly different propensities to participate in the three types of spaces. The poor therefore obtain 22 Seidman's (1995) work on urban labour in Brazil, which suggests that unions associated with the Central Única dos Trabalhadores (CUT) represent a form of social movement unionism that flows from the workplace into urban communities, raises such a possibility. A similar possibility is raised by Diomo (1995) , and many others works, on the crucial role progressive sectors of the Catholic Church played in creating and supporting community organisations and social movements, particularly during the 1980s.
different levels and forms of representation by type of actor and type of participatory space.
The values in each model should be compared to Service Non-Profits that provide services to individual clients. Although the coefficients presented in Table 2 The models also identify an important division of labor between local Associations and Coordinators. Associations participate at high levels in the participatory budget and at much lower levels in the policy councils. Coordinators participate at high levels in the councils (they are nearly 6 times more likely than non-coordinators) and at lower levels (including lower than associations) in budgeting.
The effects of institutional design on participation should be visible in variation across the three models and also in the thematic areas organizations work. The three models do indeed vary, suggesting that the differences in institutional design of each type of participatory institution may be affecting participation. Table 2 There are other factors that affect participation but do not weaken the relations in the structural models shown in Table 2 Lesson four is that civil organizations make up a highly diverse universe and lack the clear or 'unique' logic suggested by the civil society approach. There is ample evidence, however, that similar institutional arrangements have dramatically different effects in different contexts (Putnam 1993 , Evans 2003 . Institutional design alone cannot explain variation in participation.
Lesson six is conceptual. To understand why ties to politics actors and institutional design shape participation we need to shift from a civil society approach to a broader view of the polity (Houtzager 2003 it focuses on the importance of the institutional design of participatory processes in a way that is abstracted from context-specific relations between local actors who seek to mobilize these institutions. In contrast, the polity approach "focuses on how particular societal and state actors are constituted, how they develop a differential capacity for action and to form alliances, and how they cooperate and compete across the public/private divide to produce purposeful change" (Houtzager 2003: 2) . Here, the capacity of political actors to produce a politics of inclusion is shaped both by the institutional terrain in which they operate, and their success in engineering 'fit' (Skopcol 1992) with political institutions able to grant leverage in policy processes.
For example, Alvarez (1993) , Goldfrank (2003) and others show that in Brazil networks of civil organizations are aware of the importance of institutional design and have sought to engineer their access to policy processes during the moments when participatory institutions were being crafted. In the iterative state-society negotiation over the format of new participatory institutions such as the PB and sectoral policy councils, particular civil organizations had greater influence on the final outcome than others, facilitating their longterm access to these institutions.
Relations with progressive political parties and contractual relations to the Brazilian state played an important role in overcoming obstacles to participation in two ways. First, they provided particular civil organizations with greater opportunity to influence the design of participatory institutions within legislative bodies and within state agencies. Second, in subsequent moments it provided privileged access to vital policy-related and political information, to legal and technical expertise, as well as to allies within government agencies.
Organizations that have contractual relations with the state to deliver services may lack the first advantage, but they have similar advantaged access to information and allies within government as those linked in to progressive networks.
The conceptual shift from civil society to the polity brings to the fore a critical policy lesson (number seven). Organizations that represent the poor should play an important role in the design of participatory institutions. Providing such an opportunity enables organizations of the poor to negotiate a set of rules that govern the functioning of participatory institutions that facilitate their access and involvement. The design phase of institutional building provides a critical, possibly one-off, opportunity for such organizations to engineer their access. These finding suggest that the dominant perspective on civil society and participation in international development -the civil society approach -is a poor conceptual guide to understanding contemporary patterns of participation. It lacks the differentiated view of civil 24 organizations needed to understand this extremely diverse universe of actors. And it is premised on a theoretical separation of direct and representative democracy that in practice does not appear to exist. A polity approach, we have argued, provides a stronger analytic basis for understanding the dynamics of participation by civil organizations that represent the poor, and the kinds of factors that shape that participation. Such an approach brings to the fore that participatory institutions are fundamentally political products, the rules of which are negotiated by political actors with different capacities. Tables   Table 1 Typology 
Conclusion

Advocacy NGOs 27
• popular education and community organizing centers
• institutes concerned with gender, race, reproductive rights, AIDS, the environment, etc.
Service non-profits 15
• 
